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Foreword

The initiation of the Management Control Project was
an effort to enable counselors to function professionally
in a bureaucracy. Project staff quickly realized that the
entire management system of the rehabilitation organization
needed to be examined to assure the compatibility of organi-
zational goals with professional ideals.

Initially, it was assumed that the regulations of the
federal government were the major contributor to a dysfunc~
tional system. We discovered, however, that, in the words
of Pogo, "we met the enemy and the enemy was us". State
programs were imposing much more rigorous controls than
those imposed by the federal government. Project emphasis
on policy analysis and development of a policy system which
clearly identifies requirements and relates them to perfor-~
mance goals may be the major contribution of the Managewent
Control Project.

The practice of a management philosophy which supports
and encourages professional functioning is critical. Supex-
vising professionals is a difficult process; too often,
we have neglected to emphasize the professional devalopnent
of rehabilitation personnel. Supervisjon has frequently
taken the form of personal supervigion and control, thus
contributina further to a dysfunctional system.

We must continue to guard against the creeping introductiion
of controls as solutions to judgmental errors or policy
noncompliance. This project has demonstrated that the most
effective solutions are based on sound management practices.
I challenge the reader to capitalize on these effective
management techniques rather than relying on traditional
control approaches to quanizational administration.
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Project results convince me that the Management Control
Project provides the foundation for continued demonstration
of the utility of the rehabilitation process and for the
potential of professionals to work within the bureaucracy.

James G. Ledbetter, Ph.D.
Commissioner, Department

of Human Resgources
State of Georgia
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Preface

One of the most persistent problems facing the rehabili-
tation administrator today is that of control. Although
there are conflicting viewpoints regarding the best manner
in which to manage an organization, the Management Control
Project has maintained that good management requires an
effective system of control. The project's goal during
this research and demonstration effort hes been to achieve
optimal rehabilitation agency performance throuch the applica-
tion of a management system which eliminates unnecessary
and spurious controls and utilizes performance standards
maintained by skilled managers. The system is designed
to assure that actual needs of eligible handicapped individuals
are identified and that service provision is based on these
needs, thus enhancing success. This proiect has not solved
all the problems faced ov the administrator in managing
a rehabilitation vrogram nor has it solved all the problems
faced by the counselor in functioning as a profegsional
in a bureaucracy. This final report does present a domonstrated
management system designed to recognize the professionalism
of the rehabilitation counselor while capitalizina on the
expertise of agency managers.
In a project of this magnitude, one cannot hope to
individually thank everyone who has contributed. During
the project's R&D effort, many people have been involved
and we gratefully acknowledae their valuable cont~ibutions.
The Management Control Project resulted from cumnmon
interests of Rehabilitation Services Administration, the
Georgia Division of Rehabilitation Services, and the Rehabili~-

tation Counselor Training Program at the University of Georgia.

iii
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The project was developed from ideas generated by

Dr. James G. Ledbetter, now Commigssioner of the Georgia
Department of Human Resources, during work on the prospectus
of his doctoral dissertation. The review of literature
contained in this document is, for the most part,

Dr. Ledbetter's work. His conceptulization of a management
control system for rehabilitation agencies, as well as his
extensive review c¢f the literature, is acknowledged.

Special recognition is given to Dr. Jack Crisler,
University of Georgia, and Mr. Gene Wallace, Georgia Division
of Rehabilitation Services, who served as prciject co-directors
from October, 1978 throuah March, 1979 and gave the preoject
a strong start. These men, along with the project fiscal
officer, Dr. Timothy Field, University of Georygia, have
provided valuable assistance and support throughout the
grant period. Thanks is given to Mr. Lewis Davis and the
RSA Reaion IV staff who have provided input and encouragement
from the early stages of the project's grant application
to the present. We acknowledge the contribution of the
East District managers and counselors of the Georgia Division
of Rehabiliation Services for their extraordinary services
on various project developmental committees and for being
the first group to pilot the manacement control system.

Thanks is given to the individuals who gave expert consultation
and on-going input through participation on the steering
committee, research design committee, external review teams,
and training teams.

The opportunity to demonstrate & management control
system as an alternative to traditional management approaches
was possible because of the willingness of three state rehabi-
litation agencies to participate in the research and demonstra-
tion effort. A special thanks goes to Dr. Joseph Edwards,

Dr. James Ledbetter, and Mr. Thomas Gaines, each havinag
served as director of the Georgia Division of Rehabilitation

iv
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Services; Mr. Peter Griswold, Director of Michigan Rehabili-
tation Services; and Mr. Richard Batterton, Director of
Maryland Division of Vocational Rehabilitation. Individuals
and task groups representing these three agencies have had

a positive influence on the development of this management
system.

A special tribute is paid to Mr. George Engstrom, NIHR
Project Officer, for keeping us on course and knowing when
encouragement was needed. Mr. Engstrom's expert consultation
and commitment to the Management Control Project are gratefully
acknowledged.

With the dedication of these individuals, the project
has become more than a good idea. We hope that this report
will assist the reader in developing a more effective organi-
zation.

Philip E. Chase
Project Director
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Management Control Project Philip E. Chase, Director

NIHR/G008003051 University of Georgia
4/78-4/83 ' Rehabilitation Counselor
May, 1983 Training Program

413 Aderhold Hall
Athens, Georgia 30602

Abstract

Vocational rehabilitation agency program audits and
reviews have revealed problems such as: provision of insub-~
stantial services to clients, poor case documentation, large
numbers of clients not gainfully employed, and provision
of services to ineligible clients. The problems have
remained in spite of remediation strategies focused on the
imolementation of additional controls and requlations within
state/federal programs. Ledbetter (1980) conceptualized
a management control system for vocational rehabilitation
programs; a field test indicated there was strong support
for such a system. The Management control Project, a research
and demonstration project funded by the Nationai Institute of
Handicapped Research was desiagned to develop, implement, an:
investigate an innovative approach to agency managenent .
Emphasig is placed on satting performance standards, evaluating
performance objectively, and providing feedback reqarding
performance, Skilled counselors operate autonomously; the
system eliminates superficial controls. Experimental field
testing was completed in Georaqia, in Michigan, and in Maryland.
In Georgia, the system has been installed statewide, statewide
system installation has bequn in Michigan, and gstatewide
installation plans are underway in Maryland. Performance has
improved significantly in all three states. Analyses of survey
data show little change in job satisfaction, perceptions of
time utilization, and leader descriptions. Work alienation
surveys demonstrate that counselors feel that they have sig-
nificantly more authority reqarding their work and that they
feel less confined by rules regarding their work.
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A. Overview of Project

Introduction

For more than six decades, vocational rehabilitation
agencies have broadened service delivery components and
clientele through expansion and technological advances. The
professional development of service delivery providers with-
in state-federal vocational rehabilitation programs har
continued at a commensurate rate. Nevertheless, numerous
client service delivery system problems have emerged. The
traditional systems of vocational rehabilitation service
delivery have not been working; moreover, the "add-on",
or "band-aid" attempts for remediation and minimization of
vocational rehabilitation's problems and concerns have not
been effective. Thus, the need for a "total-revamp" or
"totally-new" approach was indeed eminent. With the scarcity
of system-wide approaches, it is, therefore, fitting to
address those critical factors which led to the development
and implementation of the Management Control Project (MCP).

Statement of TProblem

Since its inception in 1920, the state-federal rehabili-
tation program has grown rapidly in terms of funding, nersonnel,
and services provided to handicapped citizens. That growth
has been the most dramatic in recent years. In the l0-year
period from 1966 to 1975, for example, funding for Vocational
Rehabilitation purposes increased from 214 to 998 million
dollars. With these dramatic increases in fund allocations
came a significant expansion in the program of services.

In that same time period, the number of persons employed
by rehabilitation programs grew from 12,000 to 32,000--an
increase of 167%. Massive increases in personnel, many of
whom were largely untrained or inexperienced, coupled with

the 1973 federally mandated shift toward serving a more
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severely disabled population, created a need for more in-
service training and greater casework supervision. These
needs led to a large increase in financial support to maintain
and upgrade the skills of state-federal vocational rehabili-
tation program employees. Between 1966 and 1975, state agency
in-scrvice training grants increased from $480,000 to $2,000,000
(RSA, 1975) resulting in many training programs in job place-
ment, case processing, and counselor supervision. A rapid
increase in casework supervision occurred. With the increased
funding for case services and increased in-service training
for rehabilitation personnel, it was not surprising that
the economic conditions of the past decade surfaced "Account-
ability" as a crucial issue for state-federal vocational
rehabilitation programs. Rule and Wright (1974) suggested
that the public was reacting to the state-federal inability
to portray and demonstrate that the provision of vocational
rehabilitation services, in a utilitarian sense, is an invest-
ment.

Official audits conducted over the last 10 years by
the General Accounting Office, the Department of Health,
Education, and Welfare Audit Agency, and the Rehabilitatiown
Services Administration indicated that problems still exaisted.
These problems were identified as the provision of insubstan-
tial services, noor case documentation, inadequate benefits
obtained by clients, large numbers of clients not gainfully
employed, the provision of services to ineligible clients,
and the failure of the Social Security Disability Insurance
Program to remain cost effective. In spite of increasing
attention to placement in the forms of research, demonstra-
tion, and training, a 1978 audit (HEW Audit Control Number:
15-70300) was sharply critical of counselor placement efforts.
It was reported that too few clients were placed in competitive
employment and too many former clients were unhappy about

the usefulness of the services they received.
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Confronted with deficiencies such as those mentioned
above, the state~federal vocational rehabilitation program
initiated corrective measures which led to the establish-
ment of additional controls. The Rehabilitation Services
Administration began a systematic series of Program Adminis-
trative Reviews of the Social Security Beneficiary Rehabili-
tation Program (BRP) to evaluate the manner in which the
state rehabilitation agencies were administering the program.
The immediate result was the requirement that each determina-
tion of eligibility be reviewed by the counselor's supervisor
(RSA, 1975). Unfortunately, RSA's implementation of more
accountability through controls such as this was not met
with more overall effectiveness.

Some state rehabilitation agencies responded to the
deficiencies by mounting comprehensive case reviews and re-
quiring supervisory approval for IWRP's and case closures.
State VR agencies have established means of quality control,
but the term "Quality Control" has frequently been perceived
as a negative management practice which is not supportive
of the proyessional goals of rehabilitation. Within the
organizatinnal structure of state re¢habilitation agencies,
it is viewed primarily as a supervisory casework monitoring
and approval procass.

In considering the Vocational Rehabilitation Act of
1973 (P.TL. 93-112), the United States Congress became aware,
through the testimony of consumers, organizational represen-
tatives and rchabilitation professionals, that disabled
clients often were not being sufficiently involved in the
developnent of their own rehabilitation programs. In response
to that criticism, Congress included in the Rehabilitation
Act of 1973, the requirement that every client have an Indi-
vidual Written Rehabilitation Program (IWRP). This program
was to be developed jointly with the client and it was to
be evaluated annually (U.S. Government Printing Office, 1975) .

19 BEST COY MVALABLE




In summary, vocational rehabilitation program responses
to identified deficiencies have been the institution of
greater supervisory controls and the implementation of more
stringent policies and procedures. These efforts, however,
have not been effective, 1In addition, many rehabilitation
counselors have perceived them as contrary to professional
practice, and it is suspected that the morale of direct ser-
vice workers has consistently declined. The program defi-
ciencies continue and management of the state/federal rehabi-
litation program is under increasing pressure to correct
the problems. Current supervisory and procedural controls
have not solved the problems. Therefore, the need for a
new approach to deficiencies in the quality and quantity
of client services was evident.

The dramatic growth of the state-federal vocational
rehabilitation program since its inception has creal.ed

a dysfunctional system which threatens our survival

[vocational rehabilitation agencies]. Dysfunctionality

has developed from simultaneously occurring factors

which are contradictory rather than complementary.

Specifically, rapid growth has encouraged the addition

of more and more agency controls to insure that counselors

are complying with fedecral law and regulation while

also ctimulating a highly trained counseling staff to

desire and work for professionalism.
During the growth period, particularly 1966-1975,

we [vocational rehabilitation] have experienced signifi-

cant program funding increases, massive personnel in-

creases, shifting in our service population emphasis,
substantial increases in training grants, and many pro-
grammatic changes. These developments prompted regula-
tions to cover as many contingencies as possible and
encouraged the use of more and more supervisory staff.

Unfortunately, the supervisory staff has functioned
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more to monitor adherence to regulations than to assist
counseling staff.

Rapid growth created an abundance of promotional
opportunities and caused agencies to dig deep into their
talent barks, thus diverting much of the best talent
from service delivery to administration. This resulted
in some staff, unprepared and unsuited to administration,
moving upward and caused both decline of talent at the
service delivery level and develcpment of poor adminis-
tration and supervision. As growth has reached a plateau,
potential for upward mobility and extrinsic reward has
declined and the agency has become less attractive to
talented practitioners.

As we continue to add control and increase supervision
in order to eliminate deficiencies, we also continue
to seek bright, well-trained counselors, asking them
to effectively function within this system which neither
enhances nor encourages professionalism. Once employed,
these counselors are faced with a dysfunctional sys. .
which discourages professional and independent func-
tioning, and offers few opportunities for promotion.

The result is dissatisfaction and the necessity of
electing to leave the agency; to stay with the wgyency

and conform, perhaps creating a morale problem; or

to stay with agency and fight for professional rights,
perhaps increasing efforts toward unionism. Both those
who leave and those who stay but conform represent losses
to the agency. Those who chonse to stay and fight are

in conflic* with management and may create additional
problems for a control-oriented system. The warning

is clear--it is the responsibility of management to
change, to create a climate in which professional rehabi-
litation counselors are able to utilize their training

and expertise (Chase, Lindsay, & Patrick, 1980).
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The need for a management system which facilitates com-
pliance with the intent of the Rehabilitation Act and federal
requlations regarding rehabilitation is well documenteAd.

The Council of State Administrators of Vocational Rehabili-
tation (CSAVR), on April 20, 1982, adopted a position paper,
prepared by the CSAVR Client Services Committee, which states:
Various external and internal audits .ave consistently
yielded results which leave little doubt among some
vocational rehabilitation administrators that what on

the one hand seems to be clear, uniform eligibility

requ®  ‘ments 2re, on the other hand, being used with

discretion by some vocational rehabilitation agencies.

The question of how agencies can fail to practice what

the law reguires naturally arises....First, there is

the generic problem of inadequate documentatior (infoi-

mation) support of the eligibility system. Traditicnally,

commants about inadequate documentation have reported

the absence of medical information to support the stated

disability and/or no documentation —oncerning the

existence of a vocational handicap. Second, thers s

the prablem of agencies serving ineligible indaviduals.

Usually auditors veport as ineligible cases in which

even noh-vocatlonal vehabillitation pracviiiona. i3 cdl

discern the lack of a disability or handicap.

The position paper agoes on to state that the results
of the San Diego State University Case Review Schedule,
applied to over 3,000 cases in 36 agencies, indicate that
49% of the cases surveyed contain questionable eligibility
practices. These findings are consistent with tho Hanagement
Control Project (MCP) pretest results in three scates which
show that 22-29% of the cases reviewed contained inadequate
medical/psycholoaical documentation, 49-85% contained inade-
quate documentation of vocational handicaps and 56-86% con-

tained inadecuate documentation of reascnable expectation
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of employment. MCP pretest results also indicate that
legally mandated IWRP requirements were not met in 65-100%
of the cases, basic financial accountability requirements
were not met in 63-87% of the cases, and case closure docu-
mentation requirements were not met in 18~60% of the cases.
The MCP's original objective was to correct the deficiencies
and reduce controls on counselors through a system of per-
formance standard by which counselor work would be measured
and rewarded as appropriate.

If in the history of vocational rehabilitation it has
been observed that control-oriented systems have been
dysfunctional (and out of control), then it seems rational
to assume that the first step is to consider establishing
a system that could centrol the controls within it. Thus,
an investigation of the various controls within systems,

as well as the functions of such controls, is purposeful.

Literature Review

Hasenfeld and English (1974) stated that human service
agencies, characterized by service goals or criterion measures
that are ambiquous, attempt to establish control and account-
ability by developing extensive record keeping reguirements
and by utilizing supervisors to closely monitor the activities
of service delivery staff. Their focus, both overt and covert,
on the control factor of human service agencies appears criti-
cal--control is onc of the major functions of management.

Tt is described as that function of management which is con-
cerned with securing the necessary resources to be used
effectively and efficiently to accomplish the goals and
objectives of the organization (Anthony & Herzlinger, 1975).
Newman (1975) described managerial control as the ", ..series,
etc. of steps a manager takes to assure that actual perform-

ances conform ag nearly as practicable to the plan" (p.5).
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One of the more traditional forms of maragerial control is
the personal supervision by the manager. 1In large, complex
organizations this form of control is neither efficient nor
is it effective when employed with professional workers.

In attempting to classify control systems, Anthony
(1965} related them to the purposes they serve in the
organization: controlling employee's present behavior,
providing employees feedback about job performance, and
furnishing management information for long-range planning.
Newman (1975) classified controls into steering, screening,
and post—action control functions. He stated that each
type of control serves a discrete function, but that these
functions may be integrated to develop an effective system
of control. The minimum elements for a control system
have been described by ILawler and Rhode (1976) as the cstab-
lishment of objectives or outcomes related to worker or
organizational behavior, the establishment ana execution
of a plan to reach those objectives, aad the collection of
information about the effectiveness of the action. The
ultimate goal of the contrcl system is to assess the po:-
formance of the individual or organization in relation to
some predetermined standard.

Lawler and Rhode (1976) developed an information . :d
control system model. They compared it to a thermosgtat,
and broke it into the components of a measurement systen
or sensor: an adjustable standard, a function that comparves
the sensor to the standard, a mechanism ihat responds fo
the comparison, a means of transmitting the message, the
mea surement of a task or activity, and that which motivates
or powers the activity. The common elements of control
systems relate to themeasurement function, the method and
system of evaluation, monitoring or discrimination, and the

motivating force of the worker and organization.
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The measurement of employee and organizational
effectiveness is regarded as an oppressive, negative
activity. Although effectiveness of control is
readily acknowledged, its potential for use as a
positive force to guide workers' behavior has not
been fully explored. The use of control systems as
a stimulant and motivator of worker behavior should
be incorporated into the design of organizations
(Ledbetter, 1980),

The functions of control include setting the objectives,
goals and standards; determining a method of measurement;
and assuring the objectivity of measurement. Hostility to-
ward control systems often occurs when the organization sets
unrealistic goals, establishes inaccurate and incomplete
measures of performance, and fails to involve the employee
in the establishment of goals (Lawler and Rhode, 1976; Newman,
1975; Todd, 1977). The negative consequences of inadequate
measurement can be demoralization of employees and a delete~-
rious impact on the organization.

Control systems utilizing unrealistic or inappropriate
standards can result in employee behaviors that look good,
but that are dysfunctional in terms of accomplishing organi-
zational goals. For instance, Todd's (1977) analysis of
the equity funding scandal was that the organization had
established unattainable goals, and the employees reacted
to this pressure by falsifying reports on assets and
liabilities.

Blau (1955) found, after analyzing a state employment
service agency, that control measures had been placed on |
the process functions of interviewing, counseling, and refer-
ral rather than on the product of job placement. The result
of these measures was an increase in interview.ing, counseling,
and referral and a corresponding decrease in job placement.
The goals of the organization were not being met, but the
employees looked good on standards against which their
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performance was being measured; this standard did not
accurately measure the organization's goals, only some of
the means of achieving the goal.

In the organizations that measure process, Lawler and
Rhode (1976) found that employees do attempt to influence
information system results so that they will look good for
a certain period of time. Newman (1975) stated that the
preoccupation with process rather than the organization's
basic objectives makes the control effort ineffective. The
upper echelons of management become concerned with output
in isolation, and the managers at the operative levels focus
their control efforts on process requirements.

The involvement of employees in the establishment of
goals and standards is a management technique widely advo-
cated to increase the employee's understanding and acceptance
of the organization's goals. The impact of goal setting
on increasing the performance of employees has been well
documented (L.atham & Kinne, 1974; Locke, 1968; Locke &
Bryan, 1969; Vroom, 1960). However, when the goal =e¢tting
is used as a standard against which the employees will be
measured, the impact of employee participation seems to be
effective only when it is a part of the overall management
strateqy and when the employees feel that they ought to be
involved (Hopwood, 1973). Newman (1975) stated that parti-
cipation helps to develop mutual understanding, to establish
meaningful criteria that are measurable, and to set gtimu-
lating standards. He further stated that participation is
necessary for control mechanisms to be effective. Lawler
and Rhode (1976) indicated that employees must be aware of
the information that was used to set standards. The concen-
sus seems to be that employees whose performance is being
measured ought to be involved in the goal setting process.

The level of goal difficulty is another important aspect

of the measurement function of a control system. Locke (1968)
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stated that research sctudies indicate that difficult goals
produce a higher level of performance than easy goals. Dif-
ficult stancards or goals motivate workers if they feel

the goal is attainable with reasonable effort and if they
work in a supportive atmosphere (Newman, 1975).

Newman (1975) further stated that controls are meaning-
ful to the individual when they are expressed in operational
terms, when the worker can affect the outcome, and when the
ou*come can be clearly measured. Lawler and Rhode (1976)
reported studies that indicated managers were motivated to
perform well only by measures that accurately assessed their
performance.

The method or system used to apply the standard, goal
or objective to performance involves the individual perform-
ing the measurement, collection of data at an appropriate
time, and the individual being measured. The individual evalu-
ating the work and applying the standard to the actual per-
formance is crucial in the measurement process. Lawler and
Rhode (1976) stated that the discriminator must have twc
attributes: the technical knowledge to make the comparison,
and the trust and confidence of the person being measured.

If rewards are related to employee's performance, these two
factors are essential. It appears appropriate to have the
employees' line supervisors involved in the measurement
process. Newman (1975) stateld that the measurement process
is more effective if it is close to the operational level.
This closeness assures that the evaluator will maintain tech-
nical expertise and the confidence of employees.

The involvement of individuals being evaluated is critical
especially for organizations that cannot or do not link job
performance to extrinsic rewards. These individuals have
the most knowledge of the process, bring needed information,
and are more likely to trust the evaluation procedures if
they are involved. Research on performance appraisal (Barnes
& White, 1971; Campbell et al, 1970; Lawler & Rhode, 1976)

BEST COPY M A9LE




12

suggests that subordinates should actively participate in
their supervisory evaluation; some researchers have suggested
that subordinates should participate as equals.

Factors which oud#ht to be considered in the

measurement process are promptness of the measure-

ment, its reliability and validity, its expense,

and the comprehénsiveness of the measurement.

Statistical technigues can be employed "0 insure

the reliability and validity of the measurement,

especially when different individuals are per-

forming the measurement. The use of statistical

campling can minimize expense and ensure adequate

representation (Ledbetter, 1980).
Blau (1955), Newman (1975), Lawler and Rhode (1976), and
Todd (1977) all emphasized the need to use control sparingly
and to choose those strategic points in the system that
relate to the organizational goals. Newman (1975} emphasized
the predicting functions of controls and suggesus that when
organizations rely on actual “esults alone as evaluatin.
tools, managerial control wi . e ineffective. For thas
reason, Newman stressed steering controls which allow
organizations to make mid-course evaluations and to initiate
constructive changes before the end result has been achieved.
He acknowledged the value of post action controls which tie
together rewards and results and which provide thc organization
data to be used in planning for similar work in the future.

The purpose of the measurement system is to provide
feedback to the workers so that corrective actions can he
initiated. 1If learning is to take place, corrective action
must occur. Argyris (1976) stated that the degree teo which
learning takes place can be affected by increasing the vali-
dity of the information and the degree tn which it is
accepted by the.person being evaluated. Argyris further sug-
gested that factors inhibiting valid feedback become more

08 | BEST GGy /:1ABLE




L3

operational as the consequences become more threatening to
those people involved. Valid information is generated more
easily for less threatening and less important decisions,

The effect of knowledge of results, or feedback, on
job performance is well documented by Kim and Hammer (1976)
who reported that feedback provides the employees a directive
to keep job behaviors on the desired course and that it further
serves as a stimulator for greater effort. In a study combin-
ing self-generated knowledge of results with supervisory-
generated knowledge and praise, they found that performance
was greatly enhanced. In another study, Cummings, Schwab,
and Rosen (1971) found that when employees were provided
with accurate feedback based on standards that were clear
and made known to the employecs, maximum job performance
was achieved. Latham and Kinne (1974) found that feedback
must be tied to goal setting before it is effective.

Odiorne (1973), Newman (1975), and Lawler and Rhode
(1976) found that the speed of feedback is important if learn-
ing is to occur as a result of the feedback. Resistance
will be minimized and employees will be knowledgeabice of
the conditions "nder which corrections must be made (Newman,
1975). Theories of learning have long established the rela-
tionship between the immediacy of feedback and the shtrencth
of the feedback as a reinforcer.

In private industry, extrinsic rewards can be provided
to those who demonstrate high performance levels. TLawler
and Rhode (1976) recognized that extrinsic reward is not
possible in all organizations and suqaested that for intrinsic
motivation to occur, the control system must allow for worker
autonomy, task idenuity, variety of job, and feedback.

Within a state or federal bureaucracy the opportunity
for extrinsic rewards is limited. Because vocational reha-
bilitation service workers perceive themselves as professionals,
intrinsic motivators can be utilized. Anthony and Herzlinger
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(1975) recognized that management control is limited in non-
profit organizations, especially when those individuals
controlled are professional. The need to relate the control
measures to professional goals can be a difficult task, es~
pecially within a bureaucracy. Peele and Palmer (1976) dis-
cussed the problems of quality control in mental health pro-
grams, They recognized the need for quality assurance and
indicated that the professional's concern must be to insure
that "quality assurance is first and foremost in tune with
competent, compassionate and creative responses to the needs
of the patient" (p. 154). 1If the specific controls in state~
federal programs are to be examined and ultimately utilized
for more desirable program outcomes, it is necessary to
examine those unique characteristics of the state-federal
VR Program.
As previously mentioned, the provision of professional
vocational rehabilitation services to handicapped perscns
in the public sector involves operational issues somewhat
different from those in profit-oriented programs., Smits
and Ledbetter (1979) focused on three critical differences:
First of all, the legislation which creates, maintains,
and funds them sets specific parameters within which
they are expected to function. While specific legisg-
lative requirements typically define the broad aspects
of agency operations, the day-to~-day functioning and
accountability systems are further defined by admi-.is-
trative requlations....Secondly, public attitudes
and values influence the legislation and regulations
which quide the operations of the agency....And thirdly,
all public service agencies compete among themselves
for scarce resources (p. 80).
Thus as a result of existence in the public sector, anid
governmental regulation, ambiguity regarding goals, and a
lack of consistent measures of effectiveness, state VR
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agencies have evolved in a manner such that today "VR
programs are close to control saturation” (Crisler, Field

& Pierson, 1980, p.53). There is other evidence which

points to the increase in management controls. Rehabilitation
Services Administration program data (1977) reveals that
administrative costs in the state/federal programs increased
from 5.9% to the total VR expenditures in 1972 to 8% in 1976,
Furthermore, 12% of the personnel employed in VR programs
were directl!y involved in administrative activity. With

the overloading of persons in power positions, power and
control can be ambiguously used, other workers can experience
power-deficits, and alienation from the organizations can

cxperienced by cmploycee {(Shepard & Panko, 1974).

]

be

In addressing the natural conflict or tension between
the professional and the bureaucracy, Smits and Ledbetter
(1979) suqgested some illustrations of the impact of these
tensions on rehabilitation counseling:

The most graphic examples are in the area of the

agency's system of accountability. The impact of

the agency's system of controls is in direct conflict

with the professional role of the rehabilitation

counselor and this conflict results in alienation

and heightened tensions (p. 81).

These conditions may have detrimental effects on rehabilita-
tion professionals who are disturbed by the dysfunctional
aspects of the conditions.

Traditional vocational rehabilitation systems have not
appropriately responded to the needs of professional rehabil-
itation counselors working within them. Miller and Muthard's
(1965) research indicated that rehabilitation counselors’
job satisfaction was not associated with the views of adminis-
trators regarding the number of closures attained. Effects
of identified rehabilitation counselor role strain have been

noted in recent professional literature. Miller and Roberts
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(1979) addressed some of the primary issues of how "...ambi-
guity in performing key job tasks, as well as how the Zeigar-
nik effect (tension arising from not being able to complete
or get "closure" from job tasks), influence rehabilitation
counselor job needs, [and] contribute to counselor dissatis-
faction or burnout..." (p. 60). Smits and Ledbettar (1979)
suggested that while rehabilitation counselors may experience
some degree of participative management at the unit level

of the organization, they seldom have input at the policy-
making levels of their agencies.

In summary, the inherent qualities of traditionally
managed state VR agencies have been dysfunctional and counter-
productive Lo liighh level functioning of professionals working
within them. Recent rehabilitation literature clearly refle:ts
that less than positive effects of traditional over-control
by state VR agencies have been felt by rehabilitation adminis-
trators, supervisors, and counselors.

State VR agenciles may now be experiencing what Downs
(1967) called the "TLaw of Increasing Conservatism:" "Awnl
organizations tend to become more conservative as they get
older, unless they experience periods of rapid growth or
internal turnover" (p. 20). In recent years, amid large
federal budget deficits and cutbacks in many federally funded
programs, rehabilitation agencies have become static in terms
of growth or have been forced to reduce in terms of porsonnal
and budget. During these years that rehabilitation bureaucracy
may have become counter-productive to the goals and purposes
of rehabilitation professionals. Most writers equate expertise
and professionalism with a flexible, creative, and equalitarian
work organization while bureaucracy is associated with rigidity,
and with mechanical and authoritarian work organization
(Freidson, 1977). Mosher (1968) indicated that, in the eyes
of most professions, government appears not much better than

politics; it carries a political taint and violates or
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threatens treasured professional attributes such as individual

autonomy, freedom from bureaucratic control, and vocational
self-government. The sources of organizational dilemmas

is the lack of fit between personal and organizational roles,
and Etzioni (1964) concluded that if this difficulty were
improved, there would be fewer pressures to displace goals,

- 288 need to control performance, and greatly reduced
alienation.

Management control systems consist of inteqrated steps
involving goals for the organization and employee, a system
of measuring the results or accomplishments, and planned
managerial response in relation to these measurements (Todd.
1977). The historical, large, and complex state vocational
rehabilitation agencies have operationalized a personal
control model which has neither been "...efficient or effec~
tive when used with professional workers" (Crisler, Field, &
Pierson, 1980, p. 54). As Todd (1977) pointed out:

To be successful in their quest for valued job out-

comes, employees need not only an assignment of

authority (individual control and influence) but. also

an understanding of the means and ends of their

mission--thatis, how it can best be done (clarity)

and how it can help them accomplish their individual

goals (performance--rewards relationships) (p.69).

The need for establishing "better" organizational climate
and more effective leadership within state vocational rehabil-
itation agencies has been predicated on predicted postive
effects on the professionals working within the ageucies
and their improved quality of services to clients (Pacinelli
& Britton, 1969). Job satisfaction has been associated with
such variables as: (a) choice among behavioral alternatives
(Herman, 1973); (b) achievement, recognition, and responsibility
{(Dunnett, et al., 1967); (c¢) feelings of importance (W.E. Upjohn,
1973); (d) the work milieu (Warr & Wall, 1975; (3) job
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attitudes (Hertzbera, Mausner, & Snyderman, 1959); (f) exper-
ienced meaninafulness and responsibility, and knowledge of
results of one's efforts (Hackman, et al., 1975); and, (g) the
opportunity to participate in making decisions which have
future effects on employees (Vroom, 196Q).

As an alternative to professionals being controlled
by dysfunctional policies and traditions, the MCP was designed
to utilize the least number of controls possible and to encour-
age professional understanding of the controls affecting
performance, Historically, state vocational rehabilitation
agencies have experienced what has been described as the
"vicious cycle syndrome":

The breakdown of rules begot more rules to take

care of their breakdown, or the breakdown of close

supervision encouraged the use of still closer

methods of supervision and, as a result, the con-

tinuous search and invention of new control systems

to correct for the limitation of previous ones (lodd,

1977, p. 10).
Dysfunctional outcomes of traditional svstems may include
employee resentment and hostilitv toward the setting of un-
realistic goals, the demand for excessive paperwork, inaccurate
performance measurement, and a lack of employee participatioan.
The MCP model operationalizes realistic goal development,
realistic work demands of personnel, fair and accurate per-
formance measurement, and employee participation. Smits
and Ledbetter {1979) suggested the development of mutual
respect among various professional and administrative groups
is urgently needed in order to improve the quality of work
life in state vocational rehabilitation agencies.

Eariy in development of the MCP, it was acknowledged
that improved results (numbers of employed clients) could
be expected if there is improvement in eligibility determin-
ation, IWRP formulation and delivery of services. Thus,

focus on these key elements of the rechabilitation process
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